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Novexber 10, 1962 


MEMORAHDUM FOR TIE PRESIDENT 
Subject: Suggested Policy Line for Cuban Crisis 


Until we have reccived a definitive Soviet answer 
regarding the IL-28s and ἃ reliable report as to the progress 
of the Hikoyan-Castro discussions, we must be ready to pro- 
ceed on eny one of four assumptions: 


Assumption ἃ, That the USSR will renove the 1L-288 and 
will _érrenge acequate ground inspection. 


If the removal of the bombers is sufficiently assured 
and the inspection errangemcnts adequate, we could presumably 
regard tha incident as closed and give some form of guaranty 
regercing the invasion of Cuba. These arrangements would, 
of course, need to include more than a provision for Seconde 
Phase inspection by the fiva Ambassadors. Dut even that 
limited progress might indicate a gufficiently forthcoming 
attitude to make possible some Third-Phase solution through 
ἃ vucleare{rea gone or otherwise. 


Assumption ὃς That the USSR will arrange ground inspege 
tion, but will refuse to remove the 1Le233 90 tha ground 
that these are Cubsn propcrty. - 


This seems rather unlikely. If the Cubans should agree 
to yield on the question of acequate ground inspection, (which 
meang sonething more than mere Second-Fhase arrangements for 
inspection by the five Ambassadors) then ic is hardly likely 
that they would insist upon the retention of the IL-28s. 


{ 


Nonever florence on eel that Cuba & covered n 


gountry, the [L-285 bclon: to the Cybans, 6nd eeskne is 
iiling ¢ it any form ὁ nd inssecti 


Under either sssumption C or D we would be presented 
with a major choice of policy. Stated in large terms, 
two available lines of policy would scem worth considarae- 
tion: 


First, we might take the position that Cuba is 
effectively a puppet of the Soviet Union since it is 
economically dependent on Moscow; therefore, regardless 
of Cuban intransigence, we would continue to look to the 
Soviet Union to enforce the Kennedy-Khrushchev undere 
takings e 


Or second, we might take at face value the Soviet 
assertion that Russia cannot control Castro. In that 
event we would tacitly or explicitly eccept the fact or 
fiction (whichever it might be) that Khrushchev had 
complied to the extent of his ability and thereafter — 
concentrate our pressure on Cuba. In that event, not 
only would we refuse to give any assurance of none 
invasion, but we would make it clear that we could not 
colerates-for reasons not only of our own security but 
of the security of tha Henisphere--that Castro be left 
i the possession of offensive weapons. 


5 Lin Ρ 
The second line of policy seems preferable from 
the point of view of the total Ansxican interest, for 
the following reasons? 
1. The 
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1. The shifting of the burden of responsibility 
would minimize the dangers of a direct confrontation 
with the USSR, which might escalete into a larger 
conflict, 


2. It would agaist Khrushchev in extricating the 
USSR from an involvement in Cuba which is proving pro- 
gressively wore costly and less profitable. 


3. It would eliminate the Cuban question from the 
US-USSR dialogue and thus pexmit progress on other major 
issucs. 


ὁ. It would provide freedom of action for the United 
States to deal with Castro directly, both on its own bee 
half and on behalf of the other American states. 
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If the United States should encourage the ge facto | 
disengagement of the USSR from its Cubsn involvement 

and thus echieve a measure of frecdom of action against 
Castro, the question would remain: What course of section 
ghould we then elect to follow? 


Presumably that course of action should include the 
following elements? 


(a) It should be consistent with our position that 
the United States cannot accept either the continusnce 
of offensive weapons in Cuba or the absence of acequate 
safeguards against the introduction of new offensive 
Weapons. 


(b) Is should be designed to undermine the authority 
διά prestige of Castro, both in Cuba and in the eyes of 
the world, | 

| (ce) ike 
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(c) It should be directed towards setting in motion 
a train of events that would progressively enhance the 
Anerican ability to deal decisively with Castro. 
(4) It should involve the least possible direct chale 


lenge to the prestige or authority of Chairman Khrushchev 
and the USSR, 


Available Option 


Four possible courses of actioa would appesr worthy of 
eexious consideration: 


DIRECT MILITARY ACTION 


As contemplated in a paper prepared by the Department 
of Defense, direct military action would be taken against 


the 
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tho United States would have to take necessary actions to 
eliainate the threat created by the bombers, The Prasicent 
would, however, be "prepared to ensure that these actions 
will not include an invasion of Cuba", The actions described 
in the Department of Defcnse memorandum are as followss 


"1. Issue a warning that action to rexove the 
bomber threat 18 about to be tzken, that the areas 
where these aircraft are located should be evacuated 
by @ll personnel, and that eny attack on U.S. aircraft 
will be wet with appropriate counter ection, 


_ "2, Conduct the air attack by selective and dise 
eriminate attack: 


“a. At tho present time it 44 estimated 
that such action within the next few days would require 
attacks (1) on Sen Julien Air Base with 16 FOL strike 
aircraft (includes lecal suppression aircraft) ermed 
with Napalm, 2.75" rocketa and 20mm exzunition, accoue 
panied by ὃ Fel04/F8U aircraft equipped with GAR 8 
missile to fly low level CAP, (2) on Holguin Air Bese 
with 8A4D aircraft armed with napalm and Zuni rockets 
and 6F0U-2/F4H aircraft as CAP equipped with Sidawinder/ 
Sparrow missiles and 20cm ammmition (with suppression 
provided by δέδια armed with Zuni rockets and 20m), 


"b. If the attack 45 delayed beyond the 
next 48 hours, dispsrssl of IL28a may require attack 
on additional sirfields. 


"3. In the absence of air counter action, the 
attack should be atrictly confined to the destruction 
or sorious damaging of the 1L 28 aircraft by the most 
precise air attack means svaileble. If thare is air 
counter action, the suppression of thia action by the 
assigned suppression aircraft would be required, 
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déxmuments for Dirsct Hilitary ¢etion 


(a) Such action would presumably be effectiva in 
eliminating the threat from these offensive 
aixcrait; 


(Ὁ) It would ba action consistent with our concucet 
of the Cuban affair, 1.6.,| it would be “clear cut, 
forthright and have bedn fairly signaled in 
acvence" e 


(c) With its preponderant military strength the United 
- States could premptly deal with any Cuban reaction, 


Agguments acaingt Direct Military Action 


(a) It would be regarded as a dircet attack egainst 
Cuba and the Soviet Union might feel canpelled 
to intervene on Cubc’s behalf in order to save 
face; or react elsewhere. 


(Ὁ) In the absence of any direct Cuban attack on the 

. United States or any other OAS country, world 
opinion might tend to regard the United States 
action as excessiva--particularly in view of our 
own maintenence of bomber bases around the world 
end the disparity in size and resources between 
the United States and Cuba, 


(c) χε might well provoke Cuban reaction against 


Guantanamo and possibly even against the Southeastexsn 
United States (prosumably by MIGS). 


ΙΣ 
RESUMPTION OF QUARANTINE ΟΝ AN EXPANDED BASIS 


. The scenario for the roimposition of the quarantine 
.18. described in a Department of Defense mnemorandua as fole 
lows? 


“ὦ A public announcemcnt should be mada by the 
President, or other high government official, that; 


a. Uncrating, assemblying and readying of 
ILe28 jet bombers has continued, 


Ὁ. The UN has been frustrated in its attempt 
to establish adequate inspection of incoming ships. 


c. The UN has been frustrated in its attemots 
to establish adequate on-site inspections. 


These aircraft with a combat radius of 740 miles ree 
main a threat to the entire Caribbean, the northern portion of 
South America, Mexico, and the southern portion of the United 
States. ᾿ 


ι (2) The United States will maintain the present 
quaranting until the bombers are removed and adequate on-site 
inspections, including appropriate long term agreements, are 
achteved. The United States supports the Brazilien Resolution 
and balfeves that it may offer an adequate long term solution, 
not only to the present crisis, but to future crises of this 
kind. If the Cubans fail co comply, the United States will 
have to consider taking additional steps, 


. @) 


a. Tf no steps are taken to renove the boubers 
as ἃ result of this statement, then tha US should extend the 
quarantine to petroleum, reiterating our position that we will 
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lift the quarantine 1£ the bombers are removed and adequate 
inspection is permitted. The inclusion of patroleum wmder the 
quarantine would hava immediate and sharp reflections witnin 
Cuba. Not only normal ofl consumption, but nearly all electric 
power productioa in Cuba is dependent upon fuel ofl. The 
Cubans are estimated to have 60 days supply of gas and diesel 
fuel oil, and approximately 116 Jays supply for power and 
industrial use. Sabotage could further reduce this stockpile 
if necessary. For this reason, it would seem very likely tnat 
if such a quarantine were estabjished, compliance should be 
forthcoming shortly thereafter. 


Arguments for Quarantine 


(a) At the present time not only the OAS but the NATO 
countries strongly support our insistence on edequato in- 
epection -- and, perhaps to a lesser extent on the removal of 
the IL-28's. 


(b) The Soviet Union might be willing to withhold the 
further supply to Cuba of items on the proscribed list in 
order to reduce its investment in a rapidly wasting asset; 
for this reason it might secretly welcome a US blockade. 


(c) The quarantine might result in the strangulation of 
the Castro regime without any direct loss of life. 


(d) The imposition of a quarantine on shipments of 
POL vould be directly relevant to the immobilization of the 
11,288. 


(<4) Even were the Soviet Union to run the blockade, 
the resuiting confrontation could perhaps be restricted to 
868 warfsre -- an arena in which we have a clear advantage. 
The dan er of escalation might, therefore, be less than in 
the case of any form of bombing attack on Cubs which might 
result in bombing reprisals elsewhere. | 


Arguments inst rantine 


(8) ~The renewed quarantine would be a direct challenge 
to the Soviet right of free sea transit. Ic would chus fail 
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to meet one of the criteria listed earlier -- δὴ action 
directly operating only on Cuba. 


(Ὁ) Khrushchov ylelded to the threat of our quarantine 
once by turning his ship around. He could not afford the 
humiliation of doinz so a second time -- especially after 
the missiles have been removed and he has claimed to have 
complied fully with his undertakings. 


(c) Khrushchev waa willing to pull back his ships 
carrying sophisticated weapons to safeguard USSR technology. 
6 would not hava a similar motive for holding back tankers 
filled with POL. 


(4) The USSR could not stand idly by while the econoay 
of a Socialist state was slowly strangled; the loss of face 
and appearance of impotence would be too high a price for 
ἂς to pay. : 


(ὁ) The quarantine would be rescated by several of our 
NATO friends, including the UK, which never acknowledged its 
legality. They acquiesced before because tha limited quaran- 
tine did not affect their trade; they might well refuse to 
recognize a blockade whith cut off valuable shipping of POL << 
particularly since there is a fairly widespread feeling that 
we have alroady won our point by expelling the missiles. 


IIL 
ENFORCED AERIAL SURVELLLANCE 
It is suggested that, instead of reimposing the blockade, 
we should wdertake a systematic and unremitting air recone 
naissance over Cuba, both high and low until euch tine as 


(1) Castro yielded on inapectica and the removal 
of tha IL-28's; 


ἈΝ (2) Castro was overthrown; oF 
| ἢ (3) The 
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(3) The reconnaiseance provoked an armed 
respouse that justified our taking direct 
military action enabling us, et least to 
elininate the 1L-28's. 


Arpuronts for Recomnnissence 


(a) This course could be justified uncer tha authority 
of OAS action, 


(8) It would be thoroughly consistent with our position 
that wo could not tolerate a situstion in which we neither had 
safeguards against the introduction of offensive weapons nor 
adequate observation to insure that offensive weapons presently 
in Cuban hands would not be used. 


(c) It would << hopefully <-- avoid cirect confrontation ἡ 
with the USSR. ; 


(d) It would provide a means for imposing @ constant 
public huniliation on Castro. No Government can pernit 
national air space to be constantly iavaced without dcmon- 
strating its weakness, both at home and abroad. 


(e) Castro could not continue for very long to stand 
down his planes and restrain his anti-aircraft fire without 
publicly acknowledging 525. own wealness. The result would 
be that sooner or later he would almost certainly attack 
our planes, which would permit on escalating scale of 
reprisal and counterereprisal that could permit us to deal 
conclusively with tha problem of Castro, 


Arpuments Against Recomaissance Course of Action 


(a) Reconnaissance alone, without the supplement of 
a querentine or on-the-ground inspection, would not provide 


adequate 
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acequate security against the reintroduction of offensiva 
WEED0D9 » 


(ἢ) Our response to Cuban interference with our 
zeconnaissarce would prosunnbly take the forma of bocbing 
attacks ecainst CAi sites, ILe2Ss, and other targets. 

Tais could not be accoxplishad without substantisl less 

of lifee-probably including the killing of Soviet tccintcians. 
This could procuca unhepzy reverberatioas in world opiniones 
particularly gince seme nations would regard our enforced 
reconnaissance es deliberate provocation for Cuban action. 


(c) The Cuban response to our recometssance night 
be ean attack on #lorida cities, particularly if Csscro felt 
the need to flex his muscles. Hore likely such an attack 
might occur after United States retaliatory accion had been 
token against Cuba, since even if we wera to taka out the 
SAM sites and ILe283, tha MIGS would still bea capable of 
cropping ixon boxbs, (It might ba noted that such attacks 
might also be launched by Castro 18 threatened with 
strengulation through a bleckade.) 


(Δ) The Sovicts might feel compelled to reset nore 
strongly ogeinst United states’ borbing of Cuba than against 
ὃς expanded quarantine, Such reaction might well take che 
fora of an air attack on Turkey os a move acainst Berlin or 
gone other vulnerable point disadvantageous to us frou thea 
United States point of νέο, Tha possibility of escalation 
would be ‘greater then in the cese of sca wartare followin: 
ἃ reicposed blockada, 
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SOLUTION THROUGH SECURITY COUNCIL ARRANGEMENTS 


This course of action is explained and recommended in the 
attechsd memorandum of Governor Stevenson. 
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- CONCLUSION 


The Problem of Choice 


Direct ection against Cuba on the basis susgested in 
Section I can probably be ruled out. Such a course of action 
would probably be regarded by world opinicn 89 excessive, 
and it would involva grave risks οἷ provoking retaliation 
a@lsewhere in the world. 


Roalistically, the choice would appear to be between 
δὰ expanded quarantine, as recomended in Section II, or ene 
forced surveillence, as recowumended in Section III. 


The decision between these alternative lines of policy 
turns in larze part on a judgment as to the extort to watch 
Khrushchev misht in fact be prepared and able to disengaze 
£rom Cuba. If, as a result of Castro's obduracy, he could 
cut his investment end lesva Cuba without specifile sccurity 
comnitments, ha might be willing to turn his back waoile tha 
United States took advantage of the opportunities provided by 
Castro's respoasa to continued -= and necessarily harrassing “Ὁ 
low and high level survefllance. 


On the other hand, 15 it 15 felt that Khrushchev could 
not sit idly by while we forceably eliminated tha iL-23's 
and wiped out the SAM sites, the surveillance course might 
appear too. dangerous. 


On this assumption en expanded quarantine has much to 
recomend it. ΣΕ the quarantine route is followed no military 
action need be taken diructly acainst Cuba; therefore, 
Khrushchev would not be called upon to respond to what he 
must necessarily denounce as imperialist aggression. Under 
these circumstances Khrushchev might be prppared to see Cuba 
go down the drain through the slow strangulation of a blockade. 


But 
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But the vice οὗ the blockade ts that it directly en- 
gages the prestise of the UlER since it interferca with 
ti.2 Leceecca of movement of tha Soviet marchant fleet. 
ας ον would hava to denounce the United States for 
piracy “- a3 hs has already dona -- aad for scexing to starve 
a emall country whose only fault 1s its allexiance to 
Cacuunien, and his supine acquiescence in that piracy would 
be read by all tha world as a hwoiliating confession of 
impotence. 


Asainst Che background of these considerations, tha 
questions for decision wust include the following: 


1. Would Khrushchev be ready to absorb the orestige 
less of ecquiescing in a raimposed quarantina or would ha 
feal compelled to use his subanarines against ΟἿΣ naval 
vessals? 


The existence of substenetial dcubt_ rooarding the answer 
to this cvescion sucsests δηλ before a ciieestine vera ree 
imposad some efiort might be made to sound out Soviet recctions. 


2. If the quarantine did result in limited naval action, 
how would this affect other US-USSR ralaticnships? 


3. Even assuming that wa encousaged Khrushchev to dis- 
encase froa Cuba, if surveillance led to even limited borbing, 
could the Seviet Union afford to stand by while a nation was 
Sctacked that the USSR had vowed to defend? Might not tha 
prestige costs ba too great? 
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Presumably that course ef action should include the 
following elements! 


ππϑρΐδλυυῖδδ should be consistent with eur position that 
| in Cuba ex the absense of adequate 
gt the intredyuetion of new offensive 


Youx pessible courses of ection would appear 
serious consideration: 
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: ted in 6 paper prepared by the Depertuest 
| military action would be taken against 
ration for this action weuld consist of : 
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The sceuarie fer the reimpesition of the quarantine | 
ake deseribed in a Department ef Defense nemcrundum as fel- 
lows: 


(1) A public ennowmcement should be made by the 
President, ex other high gevermeent official, that: | 
4. Gnerating, esseublying and readying 68° : 
IL-28 jet bombers has continued. : mL. Ὁ 
b. The Wi has been frustrated in ity?) 
to establish adequate inspection of incoming ships. “ τ 
¢. The OW hae been frustrated in its atteasts 
to establish adequate on-site inspestions. 
oe 
These aireraft with a combat radius ef 740 niles We 


main a threat te the entire Caribbean, the northern 
Seuth America, Nexice, and the southern pertion of the United ἢ 
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a. If πο steps are taken te reueve the bonbers 7 
as ἃ result οὗ this statement, then the US should extend the / 
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exiteria listed earlier -- am δια. ἢ 
Q) Zhrushehev yielded te the threst of eur quarantine ἢ 


ἃ syeteustic and unvenitting air recon- 
ba, beth high and lew watil such time as 


(1) Castre yielded on inspestion and the reneval ὃ 
of the IL-28'e; | : 
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